- s
C ot . /146 oSk
RESTIICT ™™ (0 mTon T fa ten o ot Sha aneral | 14

ﬁ: | : ) | Cen s spzreval M
REPORT BY THE RELEASED |

Comptroller General
OF THE UNITED STATES

Federal Industrial Targets And Procurement
Guidelines Programs Are Not Encouraging
Recycling And Have Contract Problems

Two Federal programs were established by the
Congress to encourage recycling through the
use of procurement guidelines and industrial
recycling targets. GAQ reviewed the programs
and the use of contractors on each.

As with other resource recovery efforts, one
or both of the programs have lacked direction,
coordination, needed resources and desired im-
pact. Procurement guidelines intended to en- 114058

courage recycling through Federal procure-
ment of products containing recovered materi-
als have not been issued. The Office of Federal
Procurement Policy has not carried out its
leadership responsibilities for this program. In
addition, the Department of Energy’s indus-
trial targets program will not promote recy-
cling because economic factors primarily de-
termine industries’ recycling levels.

GAO found that the use of contractors in both

programs points to the need for an overall
Federal contract conflict of interest policy.
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COMPTROLLER GENERAL OF THE UNITED STATES
WASHINGTON, D.C. 20348

Cuwo

B-200887

The Honorable James J. Florio

Chairman, Subcommittee on Transportation //sg O3 306
and Commerce

Comittee on Interstate and Foreign Conmmerce

House of Representatives

Dear Mr. Chairman:

As requested in your November 19, 1979, letter, this report discusses
the Federal procurenent guidelines program under the Resource Conservation
and“Recovery Act of 1976 and the industrial recycling targets program under
the/National Energy Ccnservation and Policy Act of 1978. The report also
discusses the selection and use of contractors under each of these programs.

As arranged with your office, unless you announce its contents earlier,
we plan to distribute this report to cognizant agencies, other interested
parties, and make the report available upon request 30 days from the date

of the report.
Sincerely yours,
Lo 4 4 /d&]ﬂ

Camptroller General
of the United States






THE COMPTROLLER GENERAL'S FEDERAL INDUSTRIAL TARGETS

REPORT TO THE CHAIRMAN, SUB- AND PROCUREMENT GUIDELINES
COMMITTEE ON TRANSPORTATION PROGRAMS ARE NOT ENCOURAGING
AND COMMERCE, COMMITTEE ON RECYCLING AND HAVE CONTRACT
INTERSTATE AND FOREIGN COMMERCE, PROBLEMS

HOUSE OF REPRESENTATIVES

Materials recovered from industrial and municipal
solid wastes could make major contributions to
the Nation's requirements for metals and paper.
Increased recycling could also provide a signifi-
cant, new, fuel source and concurrently lessen
solid-waste disposal problems.

However, two programs established by the Congress
to encourage recycling through Federal procurement
guidelines and industrial targets are not suc-
ceeding. One or both of the programs, like other
resource recovery efforts, are lacking in direction,
coordination, needed resources and desired impact.
For example, under the Federal procurement program

—-the Office of Federal Procurement Policy A o642

has not pursued its leadership responsibilities,

--the Environmental Protection Agency (EPA) has
yet to issue any recycling guidelines, and

--Federal agencies are reduced to waiting for
policy directives before encouraging the
purchase of recycled products.

The program for setting voluntary industrial re-
cycling targets administered by the Department

of Energy (DOE) will not promote recycling because
economic factors determine such industry activities.

GAO's review of the use of contractors on both
programs supports the need for an overall Federal
conflict of interest contract policy.

FEDERAL AGENCIES HAVE NOT
SUPPORTED THE PROCUREMENT PROGRAM

Section 6002 of the Resource Conservation and
Recovery Act of 1976 requires Federal agencies
to purchase items that contain the highest
percentage of recovered materials practical,
given reasonable levels of price and performance.
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Unfortunately, progress toward developing and
implementing a Federal purchasing program and
policy for products containing recycled mate-
rials has been minimal.

The Office of Federal Procurement Policy in
cooperation with EPA has the legislated
responsibility for implementing the program
with guidelines to be developed by EPA. EPA
has devoted limited resources to the program
and has adopted a time consuming, rulemaking
procedure to develop the required guidelines
which are not expected to be issued before 1981,
3 years after Federal agencies are required to
comply fully with the procurement aspects of
the act.

Other agencies have also not met their responsi-
bilities. For example, the Office of Federal
Procurement Policy (1) has not pursued its
policy making responsibilities, (2) has not
issued implementing instructions to Federal
procuring agencies, and (3) has not addressed
conflicts or problems inherent in such a pro-
gram.

Because the Office of Federal Procurement

Policy has not issued policy directives, and

EPA guidelines are not yet available, Federal

actions to implement the program are uncoor-

dinated and inadequate. Many agencies have

stopped trying to implement the program until
guidelines are available. A major Federal o
purchaser, the Government Printing Office, #é&¢ o0/7¢
initially attempted to establish recycled

material requirements in products it buys.

However, the program soon became unworkable

and the Government Printing Office now simply

allows the use of recovered materials in the

paper products it buys.

The Department of Defense, another major
Government purchaser, is reviewing its product
specifications, but it is less than half
finished. Defense procurement officials

said for the program to be effective, policy
guidelines are needed.
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A PREFERENCE
PROGRAM IS NEEDED

While Federal procurement policy appears to have
limited promise for stimulating resource recovery,
it is important that the Government do what it can
to promote recycling and to set an example for State
and private institutions. However, Federal pro-
curement agencies and many private businesses

now believe that the procurement program is
unworkable without guidelines and given current
levels of support. GAO believes that, to pursue
this program, the Government should not, as is

now planned, try to specify a recovered material
percentage content for products it buys. Instead,
GAO believes the best way to implement the pro-
gram is to have a preference system that instills
a sense of competition among Government suppliers
to increase the amount of recovered materials

in their products. Such a system has worked

for the Buy American Act and been used to
stimulate paper recycling in California.

Federal procurement experts told GAO that
since the Resource Recovery Act does not
specifically authorize a preference program,
legislation is needed to initiate one.

Direct costs to the Government and administrative
burdens could increase, however. Delays might
also result from challenges to contract awards.

INDUSTRIAL TARGETS WILL
NOT ENCOURAGE RECYCLING

The National Energy Conservation and Policy
Act of 1978 required DOE to set voluntary
industrial recycling targets at the maximum
feasible level that could be achieved by
January 1, 1987, taking into consideration
technical and economic parameters. DOE
established the targets for paper, metals,
rubber, and textiles in February 1980, fol-
lowing studies completed by four contractors.

The targets have been criticized by recycling
advocates as being needlessly low. In a number
of cases they were lower than current recycling
rates, and much lower than rates in European
countries and Japan.
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DOE asserts that the targets were set, as
required by law, at levels that could be ex-
pected to be reached given expected technical
and economic constraints. This approach,
however, led to the development of targets
that, in many cases, can be expected to be at-
tained by the industries maintaining their present
level of effort for recycling. Furthermore,
because of time constraints, little attention
could be given to the potential impact of new
initiatives designed to encourage recycling.

In any event, GAO doubts that industry-wide tar-
gets set at any level can affect recycling by in-
dividual companies. Such economic and technical
considerations as the relative price and availa-
bility of raw materials and the technical flexi-
bility of available equipment determine what
proportion of a firm's raw materials is from
recycled sources. Voluntary targets have no
significant impact on these considerations.
Furthermore, many industries such as steel are
composed of two segments. Large integrated mills
are oriented towards production using virgin mate-
rials, and a greater number of small mills use scrap.
The ratio of output between the two determines
how much recycling the industry does. (See p. 50.)

No more Federal funds available for resource
recovery should be funneled into the industrial
targets program. These resources could be much
more effectively focused on other Federal re-
source recovery efforts.

EPA AND DOE CONTRACTING EFFORTS

Both EPA and DOE largely relied on outside

contractors to develop recycling guidelines and
targets. Two of the contracts were awarded in

situations that created the appearance of a
potential conflict of interest. However, GAO

did find that the contractors suggested guide-
lines or targets in order to obtain further

business from its present or former industry
clients.

EPA awarded three contracts under the procure-

ment program at a cost of about $254,000 to
examine paper products, construction products,

and road construction materials. The contracts
were awarded in accordance with all pertinent

EPA and Federal regulations.

The contractor who conducted the paper study
had done considerable work for the paper
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industry in the past, creating the potential
for a conflict of interest. Although GAO
found no evidence of an actual conflict,

EPA should have incorporated a conflict-of-
interest clause in the contract. Also, its
procurement regulations should require organi-
zational and individual conflict-of-interest
clauses in all contracts.

The DOE industrial targets were largely
established as a result of four industry
studies costing about $662,000. Most of
the targets were established at levels sug-
gested by the contractors. The contracts
were awarded under a 1977 quick-response
master contract designed to obtain needed
support services quickly. As reported in
previous GAO reports, these types of contracts
tend to limit competition, especially when
tasks are awarded to specific contractors.
(See p. 59.)

Before the contract awards, DOE gave a
minimal amount of consideration to the
potential for a conflict of interest. One
contractor did a considerable amount of
business with the industry it studied.
Disclosure statements on the potential

for a conflict of interest were made by

each contractor under the master contract,
but not prior to the award of specific tasks.

In GAO's opinion, disclosure statements made
at the time of the master contract award
were of limited value as there were no
specific tasks on which to base a potential
conflict statement. The disclosure should
have been made when each task was assigned
to the contractors.

New DOE regulations, if properly implemented,
may go a long way toward eliminating conflicts
in the future. However, DOE needs to apply
these regulations to current open, long-term
contracts to ensure that such conflicts do not
occur.

The awards of the EPA and DOE contracts again

point out the lack of consistency from agency
to agency in the management of such contracts.
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A Government-wide conflict of interest policy
is sorely needed to direct all agencies' use
of such contracts. :

NEED FOR A COORDINATED FEDERAL
RESOURCE RECOVERY PROGRAM

If the Nation is truly serious about exploring
the recycling of resources, a more centralized,
coordinated Federal effort is needed. EPA
should lead Federal resource recovery efforts
with the assistance of the recently enacted
interagency resource recovery committee. The
committee should coordinate Federal efforts
toward increased recovery. Recycling efforts,
like the Federal procurement program, should be
under the purview of this interagency committee.

RECOMMENDATIONS TO THE ADMINISTRATOR,
OFFICE OF FEDERAL PROCUREMENT POLICY

The Office of Federal Procurement Policy should
implement its responsibilities under section
6002(g) of the Resource Conservation and Recovery
Act of 1976 and should direct Federal procuring
agencies toward accomplishing the act's objectives.
The Administrator should work with the Adminis-
trator of EPA and the Congress, if necessary,

to develop a preference purchasing program and
should more actively address the policy issues
raised by introducing recycling considerations
into the procurement process.

RECOMMENDATIONS TO THE ADMINISTRATOR,
ENVIRONMENTAL PROTECTION AGENCY

The Administrator of EPA should work with
the Office of Federal Procurement Policy,
and the Congress, if necessary, to develop
a preference program for the procurement
of recycled products. EPA should increase
its efforts to identify uses for recycled

materials. However, it should avoid long-
term efforts to determine percentage speci-

fications for the content of recovered
materials in purchased products.

EPA's regulations should be amended to
require that conflict-of-interest clauses
be included in all contracts.
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RECOMMENDATIONS TO THE SECRETARY
OF THE DEPARTMENT OF ENERGY

GAO recommends that the Secretary of DOE

not pursue any efforts to redefine industrial
targets. DOE should continue to work with
EPA to identify recycled products and pro-
grams that could have the most positive
impact on the demand for the Nation's energy
supplies.

Long-term task order or quick-response
contracts of the type used in the industrial
targets program should contain language
stating that competition is required where
more than one of the available contractors
has the expertise to complete a specific
task. Where possible, the Secretary should
amend all current open master contracts to
ensure that new tasks or assignments are
governed by the new DOE conflict-of-interest
reqgulations.

RECOMMENDATIONS
TOC THE CONGRESS

The Congress should consider enacting legisla-

tion establishing a preference program for recycled
products in Federal agency procurements, taking
into account the additional cost and adminis-

trative burden on the Federal procurement system.
The Congress should direct the Administrator of

the Office of Federal Procurement Policy to take
a more active role with EPA to implement the
objectives of section 6002 of RCRA.

The Congress should not appropriate any more
funds for industrial targets program unless
evidence can be offered that the program will
increase recycling.

The Congress should also enact legislation
establishing a Federal conflicts of interest
contracting policy. The Congress should
review ongoing Office of Management and Budget
efforts to develop directives on the use of
contractors especially to prevent conflicts

of interest.

h .
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AGENCY COMMENTS

Appendixes 11, I1I, and IV contain DOE's,
EPA's, and the Office cf Management and
Budget's formal comments. Chapter 6
discusses these comments in detail.

The Environmental Protection Agency

EPA believes the report is an accurate
assessment of the recycling procurement
program. It agrees with several of the
recommendations but questions the practi-
cality of implementing a Federal procure-
ment preference system for recycled
materials. It is currently amending its
requlations to require a conflict-of-interest
certification from all offerors and the in-
clusion of a conflict-of-interest clause

in all contracts over $10,000.

GAO believes a purchase system giving pre-
ference to the supplier with the product
with the highest recycled materials content
may alleviate many of EPA's concerns.

The Office of Federal Procurement Policy

The Office of Federal Procurement Policy
disagrees with our conclusions that the
Government's procurement program under RCRA

is uncoordinated. The Office's views, however,
are somewhat contrary to those of EPA, DOD,

and GPO--agencies that concur with the problems
and issues presented in this report. GAO
believes there is a clear need for the

Office of Federal Procurement Policy to

become more actively involved by addressing
policy questions that need to be resolved if
the program is to move forward.

Like EPA, the Office is also opposed to a pre-
ference system for practical reasons. In GAO's
opinion, a preference program offers the best
potential for implementing the recycling pro-
curement program, taking into consideration the
problems now stalling the program.
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The Department of Energy

DOE agrees with the conclusion that industrial
targets will not encourage recycling and sup-
ports recommendations regarding the lack of
future work on the targets program and the
accompanying reporting system.

DOE argued that the NECPA requirement to
establish targets created a need that the
quick-response master contracts were designed
to accommodate. It stressed that it adequately
monitored the targets contracts for conflicts
of interest. GAO continues to be concerned,
however, about the adequacy of competition
under quick-response master contracts. In
this case the master contracts were awarded
without knowledge of specific tasks, and the
"second round" of competition resulted in only
four contractors submitting proposals for four
projects.

GAO acknowledges that the program manager
closely monitored the progress of the
contractors' performance. GAO found no
evidence to suggest that a conflict
compromised the efforts of any contractor.
However, the possibility of such a conflict
was not adequately addressed during the
assignment of the work under the master
contracts, although recent DOE regulations
may prevent it in the future. This, along
with other recent GAC work on the Govern-
ment's use of consultants, points to the
need for an overall Federal conflict of
interest contract policy.
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CHAPTER 1

INTRODUCTION

In November 1979, the Chairman of the Transportation and
Commerce Subcommittee of the House Interstate and Foreign
Commerce Committee, asked us to examine two specific Federal
efforts to encourage recycling. He requested that we review
the procurement guidelines program enacted in section 6002
of the Resource Conservation and Recovery Act of 1976 (RCRA),
and the industrial targets program enacted in section 374(a)
of the 1978 National Energy Conservation and Policy Act (NECPA).
Concerned that existing efforts were not accomplishing the
congressional intent for both programs, and aware that a
large part of the effort for each had been contracted out
to private consultants, the Chairman specifically asked us to
examine contract awards under each program and related contrac-
tual issues.

This chapter discusses the Federal involvement in
resource recovery and defines the scope of our work. The
following chapters discuss in detail the recycling targets
and guidelines programs and related contractual efforts.

WHAT IS RESOURCE RECOVERY/RECYCLING?

Resource recovery is the conservation or recovery of
valuable mineral, material, and energy resources from indus-
trial and municipal wastestreams that would otherwise be dis-
posed of in municipal and industrial landfills, oceans, or by
incineration. Many of these methods of disposal preclude the
future recovery of valuable material or energy components.
Recycling is a resource recovery method involving the collec-
tion and treatment of a waste product for use as a raw material
in the manufacture of the same or a similar product. Transfor-
mation involves the recovery of a material for use in the manu-~
facture of a different product. For this report, the term
"recycling"” should be considered to represent both recycling
and transformation.

U.S. industries will generate an estimated 380 million
tons of industrial solid waste during 1980 and the general
public will generate another estimated 175 million tons of
municipal solid waste in the same period of time. Re-
covered and recycled materials from these wastes could pro-
vide significant proportions of the Nation's requirements
for manufacturing metals, glass,. plastics, fibers, and rubber,
and could serve as a new fuel source with an energy potential
equal to 272 million barrels of o0il per year.




Figure 1 shows in a simplified way some of the processing
steps such basic industrial minerals as iron ore or copper
go through from extraction to production, use, and disposal.
As illustrated in the figure, there are many kinds of waste
generated during the processing of a material and, thus, many
opportunities for recycling during a typical materials flow
cycle.

The terminology used to identify the waste is usually
associated with the "stage" at which the material becomes
waste, e.g., mining waste, industrial waste, and municipal
solid waste. Any waste can also be "hazardous" or one that
poses a substantial or potential hazard to human health or
the environment when improperly treated, stored, transported,
or disposed of. ‘

Industrial waste can be broadly defined as production
and pollution residue from processing and manufacturing
operations. Such wastes typically take the form of slag,
sludge, and dust. Our May 15, 1980 report, "Industrial Wastes:
An Unexplored Source of Valuable Minerals" (EMD-80-45)
describes the potential for recovery from these wastes and
the lagging‘Federal effort to enhance industrial waste
recovery.

The term "scrap" is usually associated with metal
industries. Scrap is discarded metal that is usually re-
cycled either back to the primary producer, or through
a secondary metals industry that relies largely on scrap
as its basic raw material.

Scrap is classified as new scrap (home or prompt) or
obsoclete scrap. New scrap is produced by the metal producer
or manufacturer. Therefore, the chemical composition of new
scrap is known, and there is little or no resistance to
recycling. Most new scrap is recycled by returning it to
a primary producer or secondary producer.

Obsolete scrap metal is that material remaining after
a product has served its purpose (been consumed) and is dis-
carded, usually in the municipal wastestream. The exact
chemical composition and origin of the metals are sometimes
unknown or the mixture may be expensive to separate.

Municipal solid waste is at the end of the materials
life cycle and is composed of everything consumers throw away.
As much as 75 percent is organic and combustible material
that could be converted into refuse derived fuel. A number
of Federal, State, and local as well as private efforts have




FIGURE 1: A TYPICAL MATERIALS FLOW
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been directed toward capturing the energy content of solid
waste. See our February 1979 report, "Conversion of Urban
Waste to Energy: Developing and Introducing Alternate Fuels
from Municipal Solid Waste" (EMD-79-7). The 25 percent of
the waste that is noncombustible is composed of dirt, metals,
glass, ceramics, ash, and moisture.

BENEFITS OF RECYCLING

Resource recovery by recycling is becoming increasingly
important as the U.S. dependence on imported energy and
materials grows. It is generally accepted that resource
recovery and recycling can

~-gsave energy and natural resources and reduce imports
when minerals and materials are recovered from the
industrial and municipal wastestreams and

--lessen the burdens and environmental problems asso-
ciated with solid waste disposal.

For example, the recycling of aluminum cans saves not
only natural resources and reduces the need for bauxite
imports, but also saves substantial amounts of energy in
the production of new aluminum. It takes approximately
51,000 kilowatt hours of electricity to manufacture a ton
of aluminum from bauxite compared to only about 2,000 kilo-
watt hours of electricity when recycled cans are used.

Recycling can also ease the growing waste disposal
problems in this country. When metals and other noncom-
bustibles are recovered from the municipal solid waste and
the "garbage" is converted into refuse derived fuel, the
volume of waste requiring disposal is as little as 5 percent
of what it might have been without resource recovery. The
sterile residue that remains also considerably reduces land-
fill and transportation requirements when it is disposed of.

THE FEDERAL ROLE IN RESOURCE RECOVERY AND RECYCLING

Since the mid-1960s, the Nation's experience with fossil
fuel and materials' shortages and increased interest in en-
vironmental protection have turned congressional concern
to resource recovery as a means of conserving valuable re-
sources and eliminating the negative environmental effects
of waste disposal. Since 1965, the Congress has enacted a
number of laws that establish resource recovery goals as a
priority of the Nation's environmental and energy conserva-
tion programs. These include:



--the Solid Waste Disposal Act of 1965;

~--the Resource Recovery Act of 1970 (an amendment to
the Solid Waste Disposal Act of 1965);

--the Resource Conservation and Recovery Act of 1976;
and

--the National Energy Conservation Policy Act of 1978.

Each of these laws contains general reference to the
desirability of conserving the Nation's resources and the
development of recycling and recovery capabilities in the
United States. Each also establishes a number of program
objectives to be pursued by the Environmental Protection
Agency (EPA)} and other agencies. Under these and other
legislation, EPA, and the Departments of Enerqgy, Interior,
and Commerce have initiated programs, albeit with limited
resources, in the following areas to enhance resource
recovery

~—research and development,
--demonstration and pilot projects,

--technical assistance to State and local governments,
and

-~-financial assistance.

THE PROCUREMENT GUIDELINES AND TARGETS PROGRAMS

The two programs that are the subject of this report
established Federal guidelines or goals in hopes of encour-
aging the recycling of waste materials. Section 6002 of RCRA
directs the EPA to prepare recommended guidelines for use by
Federal agencies in procuring goods. These voluntary guide-
lines are intended to create Government demand for goods con-
taining recycled materials. Federal agencies are to purchase
items contalnlng the highest percentage of recovered materials
practicable, given reasonable levels of competition, cost,
availability, and technical equivalency. The Office of Federal
Procurement Policy within the Executive Office of the President
is to implement the policy established by section 6002 of RCRA.

A similar program was enacted under NECPA. Section
461(c) which adds section 374(a) to the Energy Policy and
Conservation Act, requires the Department of Energy (DOE) to
establish voluntary targets for the use of recovered materials
in four industries--metals, textiles, paper, and rubber. The
targets are to be (1) based on available information and
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(2) established at levels that represent the maximum fea-
sible increase that can be achieved by January 1, 1987,
taking into consideration technical and economic parameters.

OBJECTIVES, SCOPE, AND METHODOLOGY

The Chairman of the Subcommittee on Transportation and
Commerce of the House Interstate and Foreign Commerce Com-
mittee asked that we determine

--whether or not the two recycling programs as imple-
mented by EPA and DOE are, or will, encourage recycling:

--whether or not procurement guidelines and the industrial
targets reflect realistic levels to promote increased
recycling;

-~the manner by which EPA and DOE procured contractor
services under both programs;

--the role and appropriateness of using contractors to
help set the targets and guidelines; and

~--the effectiveness of the respective agency adminis-
tration of contracts under both programs.

To review the DOE industrial targets' program, we

--contacted DOE to determine how the contractors were
selected, what methodology was used to establish the
industrial targets, and what effect the targets
would have on recycling;

--interviewed selected industry representatives, trade
associations, and individual companies to obtain their
views and concerns on the targets; and

--evaluated private industry criticism of the contractors'
analyses and the industrial targets themselves.

We also contacted the Office of Technology Assessment and
the Congressional Research Service, whose staffs had developed
some preliminary criticisms of the metals and paper targets.

To review the EPA Federal procurement program, we

--contacted EPA, The General Services Administration (GSA),
the Department of Commerce, the Government Printing
Office (GPO), and the Office of Federal Procurement
Policy to (1) identify the roles of various agencies
involved (2) ascertain what has been done to date, and
(3) evaluate the effectiveness of section 6002 of RCRA
to promote recycling;



--surveyed these same agencies and the Department of
Defense (DOD) to determine the impact, if any, of pro-
curement recycling program initiatives;

--surveyed 10 industry associations and 5 private firms
to determine their opinions about the procurement
program;

--evaluated the criteria used by EPA to select products
for contractual study for the setting of potential
guidelines; and

--evaluated the contract reports and determined how they
will be used by EPA to further the procurement program.

During our review of the contracts awarded under DOE and
EPA programs, we

--determined what Federal, EPA, and DOE procurement regu-
lations existed when the contracts were initiated in
regard to competition and conflict of interest;

--reviewed contract files and talked to responsible of-
ficials to determine if regulations were being complied
with;

~--determined if a potential for conflict of interest or
other inproprieties existed; and

--examined whether or not the contract work should
have been done in-house.



CHAPTER 2

ENCOURAGING RECYCLING THROUGH FEDERAL

PROCUREMENT: LITTLE ATTENTION OR PROGRESS

The Federal Government is the Nation's leading buyer of
goods and services, spending over $93 billion in fiscal year 1979.
It is frequently assumed that the sheer magnitude of its pur-
chases allows the Federal Government to wield considerable
leverage in the marketplace. This potential leverage is well
recognized, and as a result, Federal procurement is often used
to try to accomplish such social and economic goals as
(1) the strengthening of small businesses, (2) the preserving
of regional economic balance, and (3) the encouraging
of minority businesses.

It is not surprising, then, that Federal procurement is
also envisioned as a means of stimulating the recovery of
resources from solid wastes. The Resource Conservation and
Recovery Act of 1976 (RCRA), as amended, requires all Federal
agencies to purchase items that contain the highest percentage
of recovered materials practical, given reasonable levels of
availability, price, and performance, and at the same time,
maintain a satisfactory level of competition. EPA and the
Office of Federal Procurement Policy have primary responsi-
bility for implementing these objectives.

Unfortunately, little progress has taken place because
of both agencies' lack of attention to the program and related
problems. These other problems are discussed in chapter 3.

PRIOR ADMINISTRATION POLICIES

Even before congressional initiatives under RCRA, the
Government had taken some action to stress procurement as a
means of stimulating resource recovery. In response to a
Presidential message on the environment in 1970, the Council
on Environmental Quality sent a letter to major Government
agencies requesting that each agency examine its procurement
system to promote the use of recycled materials. Due in part
to this initiative, GSA established a procurement program that
called for suppliers to provide products with specified per-
centages of recovered materials. The intent was to encourage
waste recovery through Federal procurement without sacrificing
quality.

Under this program market tests were performed to determine
industry's capacity to produce products with increased reclaimed
material percentages and to measure its willingness to bid on
such products. Using the data accumulated, product specifications
were written to reflect the amount of reclaimed materials
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that industry could provide. As of October 1973, 86 GSA purchase
specifications for paper products were altered to require various
percentages of recycled material. These specifications were placed
on paper products representing more than $66 million, or about 72
percent of the dollar volume of Government paper purchases. Paper
products were emphasized because paper constitutes about 50 percent
of all solid waste materials. 1In addition, specifications for
tires and plastic pipe were altered to permit the use of reclaimed
materials at the discretion of the supplier.

After studying this program, we reported to the Congress on
May 18, 1976, 1/ that several significant actions had been planned
to stimulate the use of recycled materials in products purchased
by Federal agencies. We reported that increased management empha-
sis and a formal program were needed, and that GSA and DOD needed
to expand the program in other commodity areas besides paper.
We also reported that research reports indicated that aluminum,
copper, brass, zinc, lead, textiles, and rubber products have re-
cycling potential and should be explored for possible inclusion in
the Government's program.

In addition, we recommended that the Congress review the
progress of the program after Federal agencies had time to respond
to the new initiatives including general voluntary guidelines that
were issued by EPA on January 9, 1976. These guidelines merely
requested procuring agencies to purchase products containing
the highest percentage of recycled materials possible.

GSA's lead efforts in this program were superseded by the
passage of RCRA, which assigned lead responsibility for the formal
program to EPA and the Office of Federal Procurement Policy.

THE RESOURCE CONSERVATION
AND RECOVERY ACT OF 1976

Recognizing that huge amounts of wastes that contain valuable
energy and material products are continuously lost, the Congress
passed the Resource Conservation and Recovery Act of 1976 (RCRA).
Section 6002 has a clear objective: to utilize the economic
incentive of Federal procurement to increase recycling.

Briefly stated, section 6002 requires Federal procurement
agencies to select items that contain the highest percentage

1/"Policies and Programs Being Developed to Expand Procurement
of Products Containing Recycled Materials," (PSAD-76-139}.



of recovered materials practical, given reasonable levels of price,
availability, and technical performance, while still maintaining

a reasonable level of competition. Section 6002 is enforceable
for all purchases over $10,000.

The Office of Federal Procurement Policy was given overall
responsibility in coordination with EPA for implementing the
program at all levels of government. All procurements were to
be made in compliance with RCRA after 2 years of its enactment.
Additionally, Federal agencies were asked to undertake a review
of their product specifications within 18 months to ensure that
the use of recovered materials was not needlessly discriminated
against. Specifications were also to be changed to require the
use of reclaimed materials to the maximum extent practical without
jeopardizing the intended end use of the item.

Though section 6002 has remained essentially unchanged since
its enactment, slight changes were introduced by the Quiet Communi-
ties Act of 1978. The amendments basically call for EPA to include
in its guidelines recommended practices for the certification of
recovered materials contained in products bought by the Government.
In addition, vendors are also required to certify the percentage
of recovered materials in their product after the date specified
in any guidelines that are issued for that product.

How RCRA is supposed to work

Specific interrelated responsibilities to implement various
aspects of the recovered materials procurement program were assigned
to a number of different agencies. The overall success of the
procurement program is to a large degree dependent on each agency
carrying out its responsibilities under 6002 and other sections
of the act. For example, section 5002 requires the Department
of Commerce, working through the National Bureau of Standards,
to, among other things, establish guidelines for developing
specifications for materials recovered from solid wastes and to
work with such professional standard-setting organizations as
the American Society for Testing and Materials to help gain
commercial acceptance of the specifications.

Under section 6002, the Office of Federal Procurement Policy
is responsible for implementing the procurement program, and EPA
is to issue guidelines for use by procurement agencies in
complying with the act. Concurrently, Federal procurement
agencies are to review their product specifications so that they
encourage, and do not discriminate against, the use of recovered
materials. Only when all of these responsibilities are fulfilled,
can the procurement process hope to encourage recycling.
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THE OFFICE OF FEDERAL PROCUREMENT POLICY
AND EPA HAVE NOT TAKEN TIMELY ACTIONS

Though some Federal actions have been taken to establish a
systematic, formalized program, they have been slow in developing,
and uncoordinated. Aggressive actions are sorely needed, especially
by the Office of Federal Procurement Policy and EPA to ensure timely
guidelines and to coordinate the Government's actions. The Office
of Federal Procurement Policy, at least initially, has left most
program initiatives to EPA. While EPA has to some extent begun
actions to comply with legislated provisions for a procurement
program, it has little to show for its efforts. No guidelines
have been issued and none are planned until 1981.

Inadequate staffing, overly stringent and rigorous rule-
making procedures, plus a lack of overall direction are the
primary factors behind the delays. At the present level
of effort, it will be many years, if ever, before the program's
full potential is realized.

The Office of Federal Procurement Policy
has not pursued i1ts responsibilities

Section 6002 of RCRA assigned specific responsibility to the
Office of Federal Procurement Policy to implement the procurement
policy provisions of the act. RCRA also required it to submit
‘annual reports to the Congress detailing the progress of the program
and the actions that had been taken by Federal agencies to maximize
the use of recovered materials. As lead agency for procurement
policy, the Office of Federal Procurement Policy is in a unique
position to provide guidance and take actions to ensure that Federal
agencies are complying in a timely, coordinated manner. Unfortunately,
the Office has done little in this regard.

On February 2, 1977, the Office of Federal Procurement Policy
issued a letter to establish policies related to the implementation
of procurement goals. For the most part, the letter did little
except to reiterate the provisions of the act, calling for "Federal
procurement to be effected in a manner that maximizes the use of
recovered materials." The letter further pointed out that decisions
not to procure such items shall be based on the determination
that they

(1) are not available within a reasonable time,

(2) fail to meet the reasonable performance standards
of the procuring agencies, or

(3) are only available at an unreasonable price.
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Determinations under (2) above were to have been made on the
basis of Bureau of Standards guidelines, if they were avail-
able for that product.

By issuing this letter, the Office of Federal Procurement
Policy feels it has fulfilled its current responsibility for
implementing the act. The Office has done little since then.
Many policy questions regarding reasonableness of price and
competition have not been addressed but supposedly will be
discussed in forthcoming EPA guidelines. As a result, procure-
ment agencies, such as the Department of Defense and GSA,
have had to take independent actions to comply with RCRA. We
found that because implementing instructions and guidelines have
not been issued, certain Federal efforts to purchase products made
from recycled materials have been uncoordinated and inadequate.
(See p. 18.)

Clearly, there is a need for the Office of Federal Procurement
Policy to become more actively involved. 1It, in effect, has left
all program policy and development issues to EPA. 1Its participation
is presently limited to attending interagency meetings and compiling
the annual report required by the law. However, only this Office
has the authority and leadership at the level necessary to resolve
the issues and questions procurement personnel face in trying to
implement the program.

An Office of Federal Procurement Policy official told us
that his office has limited staff (less than 20 professionals)
and that because of the highly technical nature of the pro-
curement considerations, the agency is awaiting EPA's guidelines
before actively pursuing the program.

EPA's APPROACH TO SECTION 6002

EPA, on undertaking the task, immediately realized that
guidelines could not be drafted for the millions of products
the Government buys. Consequently, it developed criteria to
select only those materials in wastestreams that are: (1) signi-
ficant in terms of Federal procurement; (2) significant in terms
of volume, degree of hazard, or difficulties of disposal; (3) econo-
mical to recover; and (4) have proven technical uses. From these
criteria, waste materials were identified and then matched against
products the Government buys. The results of the matchup are
shown on the next page.
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Waste - Product Match Ups

Waste Material

Paper

Sludge

Rubber (tires)

Plastic

Glass

Iron and steel

Aluminum
Slag

Fly and bottom ash

Sulfur

0il

Refuse-~derived fuel
Various wastes

Various chemicals

Wood, metal, textiles

Kiln, lime, and gypsum dust

13

Product

Printing paper
Writing paper
Sanitary paper
Packaging
Insulation
Construction paper
Hardboard

Compost
Road beds

Pavement
Retreads
Reefs

Pipes

Ceramic bricks
Glasphalt
Concrete

Bars

Cast iron pipes
Structural shapes
Siding

Cement

Road fill

Road base stabilizer
Asphalt

Concrete additive
Cement

Aggregate

Asphalt cement
0il

Energy

Automobiles
Hand tools

Paint
Soap and wax

Office furniture

Chemical waste neutralizer
Fertilizer




EPA's strategy calls for the selected products to be
subjected to "reasonableness tests"” that take into considera-
tion:

(1) Technical equivalency--the product made from
recovered materials must be technically equivalent
to the product made from virgin materials. The
inclusion of the recovered materials must not
decrease the quality of the product.

(2) Availability--the product must be available
within a reasonable period.

(3) Cost--the price of the product must be reasonable.

(4) Competition--a sufficient number of competitors
must be available.

Specific guidelines are then to be issued for each product
detailing to procuring agencies how and where to purchase
products containing recycled materials.

Are the planned guidelines
overly comprehensive?

EPA, as part of its initial efforts to draft guidelines,
chaired an interagency working group meeting in July 1977,
to obtain information on the types of information procurement
personnel need to implement section 6002. Specific requests
were made at that time for information on

(1) the technical equivalency of products made from
recovered materials,

(2) sources of supply,
(3) delivery times for the products involved,

(4) measuring and certifying the recovered materials
content of the product,

(5) determining a reasonable price, and

(6) determining a maximum recovered materials content
without limiting competition.

The guidelines EPA anticipates issuing for each product
will contain all of the information requested by the procurement
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agencies. The guidelines will also contain specific
information relating to the purchase of the product covered
by the guidelines and discuss

--the applicability of guidelines,
--who should comply,
--which product categories are affected,

--what actions need to be taken by purchasing offices
to ensure compliance, and

--recommended timeframes.

EPA also plans to help resolve some of the definitional
problems procurement personnel might encounter in implementing
this program. A section of each guideline will therefore be
dedicated to defining recovered materials, and what is reason-
able in the way of competition, price, delivery time, and
performance. The guidelines will also address such specific
policy points as

--whether a contractor must certify the actual re-
covered material content, or merely that a minimum
percentage has been included;

--preferences or premium that may be given to products
that contain recovered materials to give the product
an advantage over its virgin counterpart;

--performance standards that may have to be revised and
modified to reflect the greatest use of recovered
materials; and

--phased implementation of the recommended recovered
material content, for example, 10 percent in the
first year, 20 percent in the second, 50 percent
in the third year, and so forth.

By nature of their comprehensiveness, the guidelines
are time consuming to prepare. Furthermore, it appears that
the EPA guidelines will address such policy issues as reason-
ableness of price and competition that would normally be
reserved for the Office of Federal Procurement Policy. Each
product guideline will apparently serve to substitute for
overall implementing directives that have not yet been issued.

While not yet apparent, drafting the guidelines will
become increasingly bothersome as more products are added
to the program and the existing ones require updating. This
necessitates a continued reliance on contractor services.
(See p. 16.)
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Stringent guideline review procedures
will also cause delays

Further delays can also be expected from the time-con-
suming review procedures proposed EPA guidelines will go
through. EPA's operating philosophy is to have guidelines
and regulations that are absolutely defensible. EPA argues
that in particular the procurement guidelines must be
absolutely defensible so that Federal procuring agencies
will have little excuse for not following them to the letter,
even though they are voluntary. EPA, therefore, plans to fol-
low the review process established for its environmental
regulations.

Input on each guideline will be solicited from a number
of sources including key elements within EPA, Federal, State,
and local agencies, private individuals and organizations,
and the legislative branch. Present procedures call for
EPA, using input from various sources, to draft the guidelines,
and then submit a draft copy of the guidelines to the inter-
agency working group, including the Office of Federal Procure-
ment Policy, for review. The guidelines must then be revised,
if needed, to incorporate the working group's views. The revised
draft will then have to be submitted to a steering committee
(composed of six EPA Assistant Administrators). Only upon
approval by the steering committee will the proposed guidelines
be published in the Federal Register.

Upon publication of the draft guidelines, public hearings
are planned to disseminate information and solicit comments
from the public. Based on their input, the guidelines will be
revised, if needed, and then resubmitted to the interagency
working group for approval. The guidelines must then be re-
submitted to the steering committee prior to being published
in the Federal Register.

As one would suspect, these procedures that will have
to be followed for each set of product guidelines will be
time consuming. The total time required for one set of guide-
lines from the time they are drafted until the time it is
issued could require 2 or more years. EPA recognizes the time
consuming nature of the process, but believes that it will
result in guidelines with a more realistic chance of success.
Also EPA officials feel that the process is necessary to
comply with section 7004(b) of RCRA which encourages public
participation.

Contractors are being relied
on to accumulate data

Partially as a result of the product specific information
mentioned on page 15 that is planned for inclusion in the
guidelines, EPA found it necessary to employ contractors
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to accumulate data and to see if the potential products
identified in the match-up met the reasonableness criteria

that were established. (See p. 14.) Consequently, contractors
were asked to accumulate data on (1) product availability;

(2) sources of supply: (3) delivery time; (4) cost; (5) recom-
mended procedures on certifying recovered material content;

and (6) the technical equivalency of the product.

As part of determining product availability the con-
tractors were also to suggest the appropriate level of
recovered material to be contained in the product. 1In
essence EPA has determined that the guidelines are to
include suggested percentages of the amount of recovered
material to be included in certain products. Theoretically,
these percentage specifications will be part of the agency's
procurement solicitation. Businesses bidding on a Government
contract will then have to meet these specifications. The
recovered material percentage, whether specified in terms
of a set percentage or a range, will serve as a guide to
help procurement personnel specify the highest percentage
of recovered materials practical.

At the time of our review, EPA had awarded four con-
tracts to study the feasibility and practicality of pro-
curement guidelines for fly ash, paper, building construction
materials, and road construction materials. (See chapter 5
for a discussion of the award and administration of these
contracts.) In addition to these contracts, data are being
extracted from a number of studies on the use of sewage
sludge as a soil conditioner.

EPA's program design may necessitate a continued reliance
on their services. The data that EPA is attempting to
include in the guidelines are, by nature, subject to change
as the circumstances surrounding the product market changes.
As such, specifications must be continuously updated. Costs,
for example, can fluctuate as technology evolves and as
new competitors enter the marketplace. Similarly, data on
technical feasibility may have to be updated as technology
evolves and recycled products come to be commercially
accepted. Also, new studies will have to be undertaken
if new products are to be included in the program.

Guidelines are not
expected until 1981

EPA has obviously developed a comprehensive strategy
to implement the procurement program. However, although EPA
initiated the development of four separate product guidelines
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in 1977, it estimates that the first guidelines for fly

ash, will not be forthcoming until early 1981. Guidelines on
paper products and sewage are expected at the end of 1981,
while road construction materials guidelines are due in 1982.

EPA officials stated that the high priorities given to
the handling, treatment, disposal, and storage of hazardous
wastes under RCRA have prevented them from concentrating on
the procurement program. Consequently, the issuance of the
guidelines is being delayed. Furthermore, little is being
done to advance guidelines on other EPA identified products
that the Government could purchase to enhance resource
recovery.

Although EPA's adopted procedures for developing
guidelines are very time consuming, a lack of adequate re-
sources has also greatly contributed to delays in issuing
the guidelines. Even though RCRA was passed in October
1976, EPA officials told us that it was May 1977 before
attention was focused on the procurement guidelines.

Since then, the Congress has not provided any funds to
specifically carry out this subtitle and relatively few
resources have been dedicated to the program as shown
in the following table.

EPA Resources Directed to Procurement Guidelines

FY 1978 FY 1979 FY 1980 FY 1981
Staff years assigned 1.5 1.5 1.0 a/0.5
Dollars (in thousands
of dollars) $143 $111 - -

a/Projected.

OTHER FEDERAL ACTIONS ARE
ALSO LAGGING BEHIND

To be successful, the resource recovery procurement
program requires more than procurement policy leadership and
EPA guidelines--although these are important to provide
direction. It requires coordinated actions by several
Federal agencies including DOD, the Government Printing
Office (GPO), GSA, and the National Bureau of Standards.
DOD, GPO, and GSA are particularly important because they
make most of the Government's purchases. The National
Bureau of Standards under the Department of Commerce has
specific related responsibilities assigned to it by RCRA.
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We examined what these agencies have done to comply with
the act. At the time of our review, a number of positive
steps had been taken, but more needs to be done. Most needed,
however, are aggressive actions by the Office of Federal Pro-
curement Policy and EPA to coordinate the Government's frag-
mented actions under the program.

General Services Administration

Although GSA is the agency with the most experience
with recycling standards (see p. 8), little has been
accomplished since its existing program was initiated.
After RCRA was passed, GSA tried to expand its program by
establishing percentage requirements of recovered materials
for a broad range of products, while maintaining competition,
price, and quality of the item. Numerous letters were sent
out to suppliers requesting specific information on the
amounts of recovered materials they could provide in their
products. GSA soon found, however, that many suppliers did
not have this information available or were unwilling to
certify the recovered materials content of their products.
Thus, their efforts to establish a recovered material require-
ment for a broad range of commodities were not fruitful. However,
some 92 paper product specifications largely established under
the previous program requiring a recovered material percentage
ranging from 3 to 100 percent are still being used. Almost
nothing has been accomplished for the other product categories.

In the previous program, GSA had as a part of its paper
products specifications, a "two-tiered" requirement for re-
claimed fiber. As shown in the following table, this require-
ment specified that the paper be composed of a fixed percentage
of reclaimed fiber, of which a certain percent had to be derived
from post-consumer wastes (the first column in the table). The
rest could be obtained from industrial scrap that is largely
recycled "in-house." This ensured that the specifications
encouraged recycling at the post-consumer level where increased
recycling would have the best impact.
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GSA Required Minimum Percentages of Recovered Fiber

in Paper and Paperboard Products, 1976

Required percentage of
post-consumer waste

Fine and Printing
Paper, Looseleaf
Paper, Blotting
Columnar Pads
Backing (Pads)

Memo Column Pads

Mailing Envelopes
White, Bond, Rag
Light Colors
Dark Colors

Sanitary Papers
Paper, Toilet Tissue
Towels, Paper
Napkins, Table, Paper
Tissue, Facial
Paper, Doily

Coarse Papers
Trays, Prepacking
Paper, Wrapping, Waxed
Bags, Paper, Grocers
Tags, Shipping, Blank
Bags, Paper, Waxed
Boxes, Paperboard Lunch
Bags, Paper, Kraft and Foil
Paper, Wrapping, Freezer

Industrial Wipers
Towels, Wiping, Paper
Industrial, Institutional
Towels, Paper, Plastic

Wiping

Disposable Food Service
Plates, Paper
Cups
Butter, Chips

Fiber Boxes

Miscellaneous
Graph Paper
Paperboard, Drawing
Labels
Cardboard, Paper

Source: GSA

20
40
30

40

20

Total required
percentage of
recycled material

30
35
25
100
20

25
20
30

50
95
60
20
50

30
10
25
13
10
80
15
20

20
20

20

15
15
25
35

50
85
25
10

L T2 o



When RCRA was passed, however, GSA eliminated the post-
consumer waste requirement and instead imposed a flat fixed
percentage requirement that generally covered all recovered
materials. By shifting the emphasis of the Government's pro-~
gram away from post-consumer wastes, GSA has been criticized
for not focusing the program where it is needed the most~-
on the post-consumer wastestream. Because manufacturers
can meet Federal specifications by using wood byproducts
and manufacturing wastes that are economical and easy to
recycle, many believe that little incentive is being given to
recycling the paper in our municipal wastestream.

GSA is also proposing to lower its recovered material
requirements for paper towels from 95 percent to 30 percent.
Such a reduction is being considered as a means of broadening
the competitive base by allowing more manufacturers to meet
the percentage requirement. While such actions will, if
taken, undoubtedly lead to a broadening of the competitive
base and probably better prices, they do little to promote
recycling. 1Ideally manufacturers should be encouraged to
raise their level of recycling to obtain the Government's
business.

Although GSA, like all procurement agencies, was re-
quired under RCRA to undertake a review of all of its product
specifications for bias against recycled materials, only
a limited number have been changed. Officials told us that
the Government is moving away from product specifications
and toward buying commercial off-the-shelf items. Conse-
guently, GSA did not see a need to change its product speci-
fications. The commercial item descriptions that are being
used in standard procurement actions in lieu of the specifi-
cations do, however, include the clause "recovered materials
are to be used to the maximum extent practical."” Of the
343 descriptions issued to date, 296 now include the provision.

DOD and GPO actions

DOD's existing system for preparing new specifications
and for reviewing and updating existing product descriptions
was used to comply with RCRA's requirements. For those speci~
fications that qualify, clauses are being inserted that
require the contractor to use recovered materials to the
max imum extent practical.

At the time of our review, approximately 18,000 of the

40,800 specifications had been reviewed. Of those reviewed
however, we were unable to determine the number that were
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changed to comply with RCRA because DOD did not know the
extent of the changes attributable to RCRA. DOD officials
did estimate, however, that 10 percent of their product
specifications require the use of virgin materials. We found,
for example, that virgin materials are still being required
for armor plate, fibrous rope, and molded plastic.

Because these products are apparently used in situations
where performance is critical and failure cannot be tolerated,
Defense officials are reluctant to substitute recovered for
virgin materials. Their preference for virgin materials, in
some cases, is based on the possible introduction of undesirable
characteristics through the use of recovered materials, as
well as the uncertainty as to how they will perform.

Officials told us that until the technical equivalency of
recovered materials is demonstrated, specifications for
products with critical applications will continue to stipulate
the use of virgin materials.

Somewhat similar to the DOD specifications, GPO also
revised its paper specifications that allow the use of re-
covered materials. GPO paper specifications now permit
manufacturers to use recovered material to the maximum extent
possible. These specifications were amended to include
the clause:

"Reclaimed fiber in any percentage is permitted,
provided that the requirements of their standards
are met."

GPO believes that the change provides the manufacturers with
flexibility as to the amount of recovered materials they
wish to use. However, manufacturers of recycled paper still
claim that GPO's specifications and purchasing practices

are sufficiently stringent to effectively preclude them

from bidding.

GPO also made some initial attempts to devise specifi-
cations for products other than paper it buys. However,
it soon became clear that in the absence of policy direction
from the Office of Federal Procurement Policy and EPA, it
was not feasible to implement the intent of RCRA without
sacrificing cost effective procurements and without impairing
the normal flow of paper for operational requirements. GPO
is presently awaiting specific guidance.

GPO officials told us that while they are responsible
for making paper purchases, responsibility for the speci-
fications lies with the Joint Committee on Printing. The
Joint Committee has done a number of things to encourage
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the use of reclaimed fiber. To begin with, brightness
requirements for plain copier, xerographlc, white natural,
and color papers were modified. In addition, a specification
for form paper was established with brightness and color
requirements that would encourage the use of recycled

fibers.

The National Bureau
of Standards is just
getting started on RCRA

The Department of Commerce's National Bureau of Standards'
responsibilities under sections 5001 through 5004 of RCRA
are important to the successful implementation of a Federal
procurement program for recycled products. For example, under
these sections Commerce is charged with

--developing guidelines for the development of speci-
fications for the classification of materials
recovered from waste,

--providing such information as may be necessary to
assist Federal agencies with procurement of items
containing recovered materials, and

--encouraging the development of new uses for waste
materials.

The National Bureau of Standards has had problems ob-
taining funding to pursue its responsibilities. Not until
fiscal year 1979, when the Bureau reprogrammed §1 million
of its own funds to this area, did it have any significant
resources devoted to this area. It did receive direct con-
gressional funding of $878,000 in fiscal year 1980.

Consequently, the Bureau is just getting started on proj-
ects that eventually couid assist the procurement program.
Some of its current work includes research on standard methods
of testing refuse-derived fuel and a program to identify
technical, political, and institutional barriers to marketing
recycled materials.

CONCLUSIONS

This chapter conveys the uncoordinated and confused
status of the Government's efforts to buy goods contalnlng
recovered materials. Even though RCRA clearly applies to
all purchases in excess of $10,000, only a few product
categories are planned for inclusion in the program.
Almost no direction has been provided to agency pro-
curement officials by responsible agencies on how to buy
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goods that contain the highest percentage of recovered
materials practical. At the rate at which EPA is proceeding,
it will be many years before guidelines exist for a signi-
ficant number of products the Government buys. EPA's approach,
besides being very time consuming and rigorous, is dependent
on contractor services that could become increasingly costly
as the program is expanded to include other products the
Government buys.

More important, there are still many conflicts in
the program which the Office of Federal Procurement Policy
needs to deal with in cooperating with EPA before the guide-
lines can be published. Other potential problems highlighted
in the next chapter point to the clear need for that Office
to develop a much more definitive policy to implement the
program.
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CHAPTER 3

OTHER PROBLEMS IMPEDING

IMPLEMENTATION OF THE RCRA PROCUREMENT PROGRAM

The lack of procurement guidelines is not the only problem
hampering the success of RCRA. Other problems, including con-
flicting Federal policies, industry resistance, the possibility
of increased cost and paper work, difficult certification
procedures, and uncertainties over future supplies of recovered
materials, have and will continue to hamper the effectiveness
of the program. These problems remain unsolved and consequently
the prospect of using Federal procurement to stimulate resource
recovery 1s questionable.

We believe that some of these problems could be avoided
by committing adequate resources to the program and by introduc-
ing economic incentives through a preference system for Federal
purchases. 1In this section, we discuss in detail some of the
problems surrounding the RCRA program, and for comparison, dis-
cuss the actions taken to implement a program with somewhat
similar provisions--the Buy American Act.

CONFLICTING FEDERAL POLICIES
HAMPER RCRA'S IMPLEMENTATION

The RCRA procurement program inherently conflicts with
established procurement policy. Most of these conflicts
have yet to be addressed or resolved. Consequently,
procurement officials are waiting for EPA guidelines before
proceeding.

Conflicts with best price

Changes in procurement procedures when used to accomplish
socioeconomic goals tend to be disliked by procurement officials
because they generally complicate the process and interfere
with their primary mission--to obtain an acceptable product
at the lowest possible price. RCRA, simply stated, requires
the Government to buy products made from the highest percentage
of recovered materials at reasonable prices.

What is reasonable, however, has never been defined.
EPA plans to address this when it issues guidelines for
specific products. At present, however, one of the major
dilemmas confronting procurement officials is whether
products made from recovered materials should be bought
if they cost more, and if such purchases are to be made,
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how much more should the Government be paying? Since no
direction has been given to the agencies, little is being
done to buy these goods, unless of course they happen to
cost less.

GPO, for example, made efforts after RCRA was enacted
to determine what industry could provide in the way of
recovered materials. The information obtained was going
to be used to set percentage requirements which suppliers
would then be asked to meet. Suppliers were also asked
to submit a lesser percentage if the required percentage
could not be met, and selection would be based on the
maximum percentage that could be provided. GPO found
the program to be unworkable and suspended it in January
1979, pending the issuance of EPA's guidelines. Officials
told us suspension was necessary because they were unable
to resolve the dilemma of choosing between suppliers offering
goods made with higher percentages of recovered materials
at higher prices and lower priced goods made with fewer
recovered materials.

Conflicts with "buy
commercial” policy

In addition to the dilemma over the price of products
made from recovered materials, Federal policy on buying
commercial off-the-shelf items is also causing problems.
Federal procurement policy now requires agencies to rely
on commercially available products rather than have the
Government design the products it needs. This policy,
established in May 1976, runs counter to planned EPA efforts
to set recovered material product specifications.

Under the "buy commercial" policy, Federal agencies are
discouraged from specifying how the products are to be
manufactured. Consequently, Federal agencies would be
precluded from specifying a percentage or range of recov-
ered materials for products the Government buys. EPA hopes
to establish percentage requirements in its guidelines for
the products that are planned for inclusion in the program.
This apparent conflict has also left procurement officials
confused.

Conflicts with other programs

The above sections discuss two specific Federal procure-
ment policies that run counter to RCRA. Federal procurement
is used as a means of achieving a host of socioeconomic
goals in addition to recycling. These programs could
combine to dilute the overall effect of the Government's
purchasing power in stimulating recycling.
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While there is no complete current list of programs
that are enhanced through the use of Federal procurement,
a list was made by the Commission on Government Procurement
in December 1972. That effort identified 39 separate
pieces of legislation that use Federal procurement to
achieve separate goals. A partial listing of -some of
these laws which are still in effect is included on the
following page.
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Social and Economic Programs

Enhanced by Federal Procurement Policy

Program
Buy American Act

Preference for
Purchasers Under
the Foreign Aid
Program

Clean Air Act
of 1970

Prison-made
Supplies

Small Business
Act

Blind-made
Products

Labor Surplus
Area Concerns

Authority

22 U.S.C. 2354(a)

42 U.S.C.
7606 (a)

18 U.s.C. 4124

15 U.5.C. 631-647;
see also 41 U.S.C.
252(b) and 10
U.s.C. 2301

41 U.S.C. 46-48

Section 502,
Public Law 95-89
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Purpose

To provide preference for
domestic materials over
foreign materials.

To require the purchase
of U.S. end products for
the military assistance
program.

To prohibit contracting
with a company convicted
of criminal violation of
air pollution standards.

To require mandatory purchase
of specific supplies from
Federal Prison Industries,
Inc.

To provide preference to
small business concerns.

To make mandatory purchase
of products made by blind
and other handicapped persons.

To provide preference to
concerns performing in areas
of concentrated unemployment
or underemployment.



The possibility, therefore, exists that recycling specifi-
cations in many cases may have to be waived, or at least share
equal status with those of other programs where they conflict.
The law itself gives no direction on this matter. Thus, the
real potential of the procurement approach to stimulate
recycling may be limited.

The many conflicts that will have to be resolved again
points out the crucial role the Office of Federal Procurement
Policy should be playing in the program. Without the successful
resolution of these conflicts, RCRA's full potential appears
limited.

QUESTIONABLE IMPACT ON RECYCLING

Besides conflicting Federal policies, RCRA must also
overcome a number of other potential hurdles. These hurdles,
at first glance, appear quite formidable, and if they are not
solved, could make the program impractical to implement and
cast doubt over the viability of using Federal procurement
as a means of promoting recycling. To begin with, the Govern-
ment is not as influential in the commercial marketplace as
generally believed and industry may refuse to sell its
products to the Government if its requirements are too
stringent or require drastic changes to existing modes of
operations.

For this reason, we believe the Government should not
attempt to specify how its products are to be manufactured.
Instead incentives should be used to allow industry to
maximize the use of recovered materials.

Estimates of the extent of
the Government's ripple
effect may be too optimistic

Some Government and industry officials perceive a
need for the recycling procurement program to become a
model for the rest of the country. Such views are to a
large extent attributable to the sheer magnitude of the
Federal Government's purchasing power and because State
and local governments, and even private industry, are
believed to often emulate the Federal Government's example.
The Government's impact will then, in effect, be much
more than the sum of its individual purchases. This so-
called "ripple effect" occurs because State and local
governments as well as some private companies often do
not maintain laboratories to test the products they buy
and tend to rely on Federal product specifications or
guidelines to ensure quality and consistency.
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A. D. Little's October 1973 report to EPA entitled,
"Can Federal Procurement Practices Be Used to Reduce Solid
Wastes?" states that Federal procurement can play a catalytic
and leadership role in bringing Government developed stand-
ards and products into commercial acceptability. The
report points out that, in general, where the Government has
required special, sophisticated hardware, it has taken
the leadership role, and the civilian sector has followed.
In such cases, the civilian industry recognized that Govern-
ment purchase specifications represented advanced technology,
and they were consequently adopted.

Using paper as another example, A. D. Little noted
that GSA's earlier attempts (see p. 8) to use reclaimed
fiber in its paper products prompted numerous inquiries
from State governments who expressed an interest in the
Federal Government's program. A number of large cities and
probably more important, many large private companies
that utilize large quantities of paper--A T & T, Procter &
Gamble, and Coca-Cola to name three--were also interested
in the Government's program and exploring the feasibility
of using reclaimed fiber in the paper they buy.

Although the net impact of the ripple effect on the
domestic economy has never been gquantified by EPA, its
impact is believed to vary with product and use. The more
widely the product is used, the greater the likelihood
of a large ripple effect. The possibility of a ripple
effect is also increased when a product is purchased as
a part of a larger unit. For example, the Government could
change its specifications to require recovered aluminum
in the airplanes it buys. While airplane manufacturers do
not manufacture aluminum, they are large aluminum purchasers
and may be able to influence the amount of recovered materials
used by aluminum manufacturers.

Estimates, however, of the potential impact of Govern-
ment purchases and the related ripple effect can easily be
overly optimistic. The Government purchases millions of
different types of products--everything from paper clips
to tanks. While the total volume of Federal purchases is
immense, its influence on individual product markets may
be small. For example, although the Government purchases
tons of paper, it is estimated that Federal, State and local
governments together only purchase about 3 percent of the
total paper produced. Except for sophisticated products
that have no applicability in the commercial markets,
for example, major weapon systems, aircraft, and warships,
the Government's purchases represent a very small percentage
of what is produced. This is shown in the following data
extracted from tables compiled by A. D. Little in 1970.

This study is the most complete of this type but recent
studies also indicate that the Government's share of in-
dividual markets is not significant.
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Government Expenditures As a Percentage of

Domestic Output: Above 5 Percent

Commodity

Nonferrous Ore Mining

Maintenance Construction

Ordnance

Industrial Organic Chemicals

Explosives

Engines and Turbines

General Industrial Machine
and Equipment

Office Computing and
Accounting Machines

Electric Apparatus and
Motors

Communication Equipment

Electronic Components

Aircraft and Parts

Ships, Trains, Trailers,
and Cycles

Optical and Photographic
Equipment

Office Supplies

Source: A. D. Little, Inc.

Defense

1970

18.10
3.86
55.63
10.69
45.52
5.69

4.72
4.36
4.88
27.47
7.65
35.26
14.84

3.43
4.28
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Non-Defense

1970

0.51
2.69
19.39
0.52
2.32
0.99

0.91
3.96
1.17
5.26

4.06

1.96
3.57




Government Expenditures As a Percentage of
Domestic Output: Less Than 2 Percent

Defense Non-Defense Total
Commodity 1970 1970 1970
Fabrics and Yarn 0.29 - 0.29
Apparel 0.26 0.17 0.43
Household Furniture 0.23 0.27 0.50
Office Furniture 0.67 1.26 1.93
Coated and Converted Paper 0.32 0.21 0.53
Sanitary Paper Products 0.34 0.56 0.90
Cardboard Boxes 0.23 0.09 0.32
Corrugated and Solid Fiber
Boxes G.12 0.05 0.17
Newspapers 0.01 0.01 0.02
Periodicals 0.01 - 0.01
Synthetic Rubber 0.31 - 0.31
Cellulosic Man-Made Fibers 1.38 - 1.38
Organic Fibers, Noncellulosic 0.58 - 0.58
Paints and Allied Products 0.08 0.04 0.12
Fertilizers 0.03 1.09 1.12
Agricultural Chemicals 0.34 0.39 0.73
Chemical Preparations 1.40 0.10 1.50
Tire and Inner Tubes 1.42 0.08 1.50
Miscellaneous Plastic Products 0.53 0.09 0.62
Glass and Glass Products 0.28 0.21 0.49
Primary and Secondary Iron
and Steel 0.20 0.01 0.21
Primary and Secondary Copper 0.08 0.30 0.38
Primary and Secondary Aluminum 0.63 0.03 0.66
Metal Containers 0.29 - 0.29
Farm Machinery and Equipment 0.36 0.04 0.40
Metalworking Machinery and
Equipment 1.22 0.40 1.62
Special Industrial Machinery 0.28 0.27 0.55
Service Industry Machines 1.08 0.09 1.17
Household Appliances 0.16 0.04 0.20
Electric Lighting and Wiring
Equipment 0.37 0.02 0.39
Motor Vehicles and Parts 1.57 0.16 1.73

Source: A. D. Little, Inc.

As can be seen, few of the Federal Government expenditures
for many product categories amcunt to as much as 2 percent of
the total domestic output. Expenditures that exceed 5 percent
of domestic output are generally products with limited com-
mercial applicability, for example, ordnance, aircraft, and
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aircraft parts. In addition these products are highly technical
and made of many component parts and are therefore not easy_to
adapt to a recycling program. An exception is Government pur-
chases of office supplies that account for almost 8 percent

of the domestic output. The products in this category, however,
are widely diversified which makes individual products difficult
to analyze. Products in this category include stationery, mag-
netic tapes, business forms, ledgers, adhesives, rubber bands,
erasers, staples, and paper clips.

Thus, it appears that the impact of the Government's
purchases in most markets where recycling is feasible is quite
small, and the ripple effect resulting from the Government's
purchases is limited or at least of questionable significance.
It also appears that industry does not depend on the Government
for its livelihood, and that there is a good possibility it
may choose not to sell to the Government if its product speci-
fications are too stringent or require drastic changes in
normal modes of operation.

INDUSTRY VIEWS ON RCRA

Industry officials generally favor RCRA's objectives;
however, they expressed concern over the direction in which
the Government is heading and the administrative problems
that could conceivably result. Industry basically feels that
it is already recycling all it can within economic and technical
limits, and the Government's program would only serve as a
burden to their efforts. More specifically, their concerns
were voiced in the following areas.

Administrative problems

One of the prime concerns expressed by industry officials
is the increased paperwork that may be necessary to administer
the program. For example, an automobile made from over 15, 000
different parts from more than 10,000 suppliers, would require
a substantial amount of paperwork to track the amounts of
recovered material contained in each of the components and
to determine the total recovered material content. Small
tools are yet another example. Small tool manufacturers
claim their products may weigh less than a pound yet contain
over 63 separate parts. Most of these parts are purchased
from outside vendors who, in turn, purchase their materials
from other vendors. Due to the small size of their orders,
they feel it would be impractical to obtain the data necessary
to determine the recovered materials content of their product.
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Even if it were possible to record the amount of
recovered material contained in a product, industry is con-
cerned as to how recovered material content could be certified.
In practically all products, including relatively homogeneous
products like paper, it is difficult to verify the recovered
material content with absolute assurance that the specified
materials are present. Decisions to award a contract to a
manufacturer based on the use of recovered materials could
be subject to immediate challenge by unsuccessful competitors.
Little factual data would exist to adjudicate these disputes.

Questionable achievements

Most industries generally believe that recovered materials
are already being utilized to the maximum practical level as
dictated by economic and technical considerations and there-
fore the program would do little to promote more recycling.
Decisions to use virgin materials, scrap, or a combination of
the two are determined by (1) the marketing economies (price
and supply) of scrap versus virgin materials and (2) the
technical limits of using obsolete scrap. More specifically,
the use of scrap is to a large degree dependent on its cost
and level of contaminants that can be endured without affect-
ing the overall quality of the product. Within these limits,
industries believe scrap is already being utilized to the
max imum extent practical.

Industry representatives also told us that instead of
increasing recycling, the program may simply cause a switch
in markets. Companies now selling virgin products to the
Government would simply sell them to the commercial sector
and if they now produce products with recycled inputs,
shift these to the Government market. For this and other
reasons, many industries believe that the Government can
better enhance recycling by offering incentives through
taxes, loan guarantees, and so forth.

Questionable availability
of recoverable materials

Another concern expressed by industry was the guestion-
able availability of recovered materials. Industry appears
to be reluctant to invest in resource recovery plants and
equipment unless adequate supplies of scrap and related
waste material can be assured. Such assurances are necessary
to justify the investments in resource recovery equipment.
Unfortunately, there is at present in some industries contro-
versy over the future availability of recovered materials.
This is evidenced by the situation in iron and steel.
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A study conducted by Fordham University 1/ for the American
Iron and Steel Institute to project the availability of
scrap supplies in the future, predicted limited supplies,
but a similar study conducted on behalf of the scrap
dealers by Robert R. Nathan Associates g/ found the re~
verse to be true.

The divergence in conclusions appears to be not so
much in the amounts of iron and steel that are available
but rather in the amount of scrap of suitable quality
that is truly recyclable and can realistically be expected
to reach consumers in periods of high steel demand. 1In
other words, controversy still exists over how much of
the scrap is recoverable and can be suitably processed, and
sold at prices that make it competitive with virgin materials.
In light of such uncertainties, investments are not likely
to be made in equipment that will expand a company's recycling
capability until adequate incentives are provided to help
reduce some of the risks.

A PREFERENCE SYSTEM APPEARS TO
BE THE MOST PRACTICAL SOLUTION

The problems surrounding the RCRA procurement program
have not only delayed the program but also cast serious doubt
on use of Government procurement as a means of stimulat-
ing resource recovery. Federal agencies who have at first
tried judiciously to implement the program, now believe
the procurement program to be unworkable without EPA guide-
lines and have stopped trying to implement it.

Although EPA's plan for the program is logical and
comprehensive, we do not believe the program will be effec-
tive. Not enough resources have been committed to the pro-
gram and the necessary leadership has been lacking. The
proposed EPA program is too demanding and rigorous given
the limited managerial resources available to pursue it.

Therefore, a more simplified approach or policy may be
more effective. We believe that the Government, in trying

i/"Purchased Ferrous Scrap - United States Demand and Supply
Outlook," William T. Hogan, and Frank T. Koelbel, Industrial
Economic Research Institute of Fordham University, June 1977.

2/"The Horn of Plenty Keeps Overflowing," Phoenix Quarterly,
Vol. 9, No. 3, Fall 1977, Institute of Scrap Iron and Steel,
Inc., Washington, D.C.
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to implement section 6002 of RCRA, should not try to specify a
recovered material percentage for products it buys. Such

a procedure is not only time consuming to develop and difficult

to administer, but also interferes with such existing Federal
policies as the "Buy Commercial" policy. In addition, the
Government is a marginal purchaser for most commercial products,
and industry, not being dependent on the Government's business,
has the option of not selling to the Government. Thus, a program
based on product specifications that require a specific percentage
of recovered material will probably reduce competition. This

is especially true if the products the Government requests require
major modification to existing modes of operation without signi-
ficantly increasing profits.

We believe Federal implementation of RCRA can best
be served by instilling a sense of competition among
suppliers to increase the amount of recovered materials
used with the Government's business being offered as the
reward. Perhaps one of the best ways to effectively offer
this reward would be to establish some sort of simple
preference system. Such a system appears to work effectively
under the Buy American Act, and could be applied much more
easily and faster to a range of products rather than individual
product specifications.

The Buy American Act

The use of a simple preference system to accomplish
socioeconomic goals is not new. The Buy American Act
(41 U.S.C.-10a-10d) requires the U.S. Government to provide
a competitive advantage to bidders offering domestically
produced goods. Enacted in 1933 to combat the Depression
and to retaliate against a "buy British" attitude, the act
was never intended absolutely to prohibit Government use of
foreign materials. Rather, the act's domestic bias is tempered
by a number of provisions that permit the Federal Govern-
ment to purchase foreign materials when (1) domestic materials
are unreasonably priced in comparison to competing foreign
materials, (2) unavailable in sufficient quantity, or (3) are
of an unsatisfactory quality.

Like RCRA, the Buy American Act was initially difficult
to administer. To implement the act, a system was set up
where preferences were given to domestic bids by raising the
price of the foreign bids by a prescribed percentage for
purposes of bid evaluation. After the foreign bids are
adjusted upwards, all bids foreign and domestic, are com-
pared and lowest bid selected.
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A preference system has
already been demonstrated
in California

Besides being successfully used to implement the Buy
American Act, a preference system is also in use to buy re-
cycled paper in California. BAbout 4.8 percent of California's
total purchases of paper and paper products have been made
under a statute that allows the State to pay up to a 5-percent
premium for products meeting its recycled fiber requirements.
These purchases have totaled $1.2 million in fiscal year 1978
at an additional cost of $15,000, or about 1 percent of the
total expenditures for paper products. About 232,000 reams
of bond paper were purchased under the program, or about 44
percent of the State's bond paper usage. Recycled towels,
sanitary paper, and other miscellaneous paper products are
also purchased under the program.

The use of a preference system in California is signi-
ficant because it demonstrates that such a procurement program
can be used to stimulate recycling. In general, less recycling
is done in Western States because of available cheap land
disposal for solid waste, yet California has been successful
in making purchases.

A Federal preference system
deserves serious consideration

While Federal procurement policy appears to have limited
promise for stimulating resource recovery it is important that
the Government do what it can to promote recycling and to set
a positive example for other State and private institutions.
However, the present program's potential is far from being
realized.

The use of a preference system has been demonstrated
and appears to have many advantages over what has been
planned to implement the Government's procurement program
given the limited resources available. By establishing
a preference system for products with recovered materials,
more products may initially be included in the program. The
program would be relatively easy to implement without reliance
on contractor services.

For example, procurement officials purchasing concrete
could solicit bids and give preference to manufacturers
with the most reclaimed material, say fly ash, in the
concrete. The manufacturers would still have to meet
performance specifications and assure the Government of an
acceptable product.

Besides being more practical, a preference system
has a number of other inherent advantages. It would allow
full and open bidding by not excluding products manufactured solely
from virgin materials, but at the same time would serve notice that
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the Government encourages use of recovered materials, and

in fact gives preference to goods containing recovered materials.
This should stimulate any company interested in obtaining the Govern-
ment's business to use or increase its use of recovered materials.

It should also be more compatible with such other Federal policies

as buying commercial, off-the-shelf items. The Government, by

using a preference system, would encourage recycling and remain
consistent with what industry could offer.

We were advised by an Office of Federal Procurement Policy offi-

cial that because a preference system was not specifically authorized
in the law, legislation is needed to amend RCRA in order to proceed

with such a program. DOD officials told us, however, that a pre-
ference system may be easier to implement than product specifications.

A preference system, however, would not be cost-free. Direct

costs to the Government may increase since bids or proposals offering
virgin materials probably would be evaluated against those offering

recycled or recovered materials by adding a factor (a predetermined
percentage of the bid or proposal, for example) to the former. The
Government will pay more if, under such a system, the recycled or re-
covered materials have the lowest evatnated--but not the lowest
actual--price.

In addition, indirect costs will increase. A preference system
would require new detailed procurement regulations and result in addi-
tional administrative burdens in evaluating bids and proposals. There
would also be the likelihood of delays due to challenges of some
contract awards.

Preferences are supposed to be addressed in the forthcoming EPA
guidelines on a product-by-product basis. As long as this approach
is used, however, only a limited number of products can be included
in the program. We believe that a more flexible preference policy
would be more appropriate and effective given the large number of
products the Government buys and the limited resources that will
probably be available for this program.

A Federal preference program should be
part of a Federal resource recovery program

If the Nation is truly serious about recovering material and
energy resources from wastestreams, a more centralized and coordi-
nated Federal effort is needed.

Since our earlier reports on resource recovery (see p. 66), the
Energy Security Act, passed in June 1980, assigned specific responsi-
bility for energy recovery from urban wastes to DOE, and RCRA was
amended to require the establishment of an interagency resource re-
covery committee. We believe that recycling efforts under any
legislation including the procurement program should be under
this committee's purview. We also believe that all resource
recovery initiatives should be addressed in an overall plan or
strategy directing Federal efforts toward enhancing resource
recovery. EPA is preparing a plan for urban waste recoverY
and DOE, under the Energy Security Act, is also required
to prepare a strategy for energy recovery from solid wastes.
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CHAPTER 4

INDUSTRIAL TARGETS WILL

NOT INCREASE RECYCLING

The 1978 National Energy Conservation and Policy Act
(NECPA) required the Department of Energy (DOE} to set volun-
tary recycling targets for the paper, metals, rubber, and
textiles industries. The targets were to be set at the maximum
levels of recycling that could be expected to be achieved by
January 1, 1987. DOE established targets for the four industries
in February 1980 following industry evaluations by four con-
tractors.

Because DOE evaluations heavily emphasized existing
economic constraints, the targets were set at levels that most
industries can rather easily meet if present conditions continue.
In our opinion, they will not provide, at their established
levels, an incentive or goal for industry recycling. However,
we question whether voluntary recycling targets set at any
level will encourage industry to increase recycling.

THE NATIONAL ENERGY CONSERVATION AND POLICY ACT

, The Energy Policy and Conservation Act of 1975, NECPA's
predecessor, specified a number of measures to promote in-
creased energy efficiency by American industry and established
voluntary energy efficiency improvement targets for major
energy-consuming industries. 1/ NECPA, enacted in November
1978, amended the earlier industrial energy efficiency program,
and included an additional requirement for recovered materials
targets and reporting. DOE was directed to set recycling
targets within 1 year for energy-saving recovered materials

in the metals, paper, textile mill, and rubber industries.
These targets were to be set at levels that represented the
maximum feasible use of recovered materials achievable

by January 1, 1987. NECPA also requires all major energy
consumers (those consuming over 1 trillion Btus per year)

in the four selected industries to report on the volume of
energy-saving recovered materials they used.

In establishing the industrial recycling targets, DOE
was to consult with EPA and industry representatives to
determine industry's technological and economic capability

1/0our June 30, 1978, report, "“The Federal Government Should
Establish and Meet Energy Conservation Goals" (EMD-78-38)
commented that the DOE voluntary energy efficiency targets
did not sufficiently challenge industry to conserve energy.
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to use recovered materials. EPA officials participated

in the initial planning for the targets program but did

not comment when requested on the proposed targets or

the supporting industry analyses prepared by the consultants.
It should be noted, however, that the Department of Commerce
did particpate in the development of the proposed targets,
the public hearings, and the finalization of the targets.

SETTING THE TARGETS

The industrial targets program became the responsibility
of DOE's Office of Industrial Programs within the Conservation
and Solar Applications Division. To implement the target
program, the division proceeded to

--conduct the required industry evaluations,

--publish proposed targets in the Federal Register
(June 1979),

--hold public hearings (July 1979},
--review the public comments, and
--publish the final targets (February 1980).

Faced with the congressional requirement to establish
the industrial targets in 1 year, and with limited staff
available, DOE decided to use outside contractors to conduct
the industry evaluations. One contract was awarded for each
of the four industries to be studied. The total cost of the
evaluations was about $662,000. (See chapter 5 for a complete
discussion of the procedures used to select the contractors.)

In the interest of continuity and comparability, DOE
requested and received proposed evaluation methodologies from
the four contractors, reviewed and modified their input, and
developed a methodology to be used by all four contractors
in analyzing each industry. Using the methodology, the con-
tractors were to define industry subdivisions, identify sources
of recovered materials, analyze the technical feasibility
of using recovered material, and propose recycling targets.

The contractors' analysis of technical feasibility in-
cluded consideration of industry economics and recovered
materials availability. The proposed targets were to be
determined by the most limiting factor

--technology,

--industry economics, or

--recovered material availability.
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In formulating the recycling targets, recovered material
was defined to include post-consumer waste and prompt and
obsolete scrap. The targets themselves were to be percentages
representing the amount of recycled material contained in an
industry's product. For example, DOE ultimately estimated
that 77.7 million short tons of paper products containing
18 million short tons of waste paper would be produced in
1987. Thus the aggregate industry target was set at 23
percent.

Energy conservation and industry
selection not adequately considered

Even though the stated objective of the targets' legis-
lation was to promote industry's use of energy-saving re-
covered materials, DOE did not require an evaluation of
the impact of increased recycling on energy consumption
in any of the contracts. DOE did not require any of the
contractors to

-—-gvaluate the correlation between use of recovered
materials and energy regquirements,

-~determine whether recycling incurs additional
energy use over virgin material production,; or

~-~-determine whether recycling would require greater
use of 0il and gas although the total energy re-
quirement might be reduced.

Although recycling materials normally saves energy, in
some cases, the opposite may be true. 1In some of the large
virgin paper mills that burn wood residue products for energy,
the increased use of recovered waste paper may negatively
affect energy consumption of fossil fuels. Also, there may
be instances where increased scrap use in certain steel
furnaces may reduce total energy demand but require increased
amounts of oil.

In a related matter, an evaluation of industries that
were appropriate for the targets program was not conducted
because the program legislation specified the four industries to
be targeted. The glass industry, for example, was not in-
cluded in the industrial targets program. Glass represents
roughly 10 percent of municipal solid waste and is routinely
separated from the wastestream in some areas. Glassmaking
is a major energy consumer, but requires less energy when
waste glass is used. In contrast, the textiles industry
was included in the program legislation even though DOE
advised the Congress that only 9 percent of that industry
has any foreseeable recycling potential.
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Because the energy correlation issue arose in both the
paper and ferrous metals studies, DOE now plans to award a
$300,000 contract by October 1980 to study the question.
This study, which will not be completed until late 1981,
will evaluate the correlation between energy requirements
and recovered materials used in various industries.

The targets are not goal oriented

NECPA required that the recycling targets be set at
levels that would provide for the maximum, feasible, in-
creased use of energy-saving recovered materials. 1In
establishing the targets DOE was to consider the economic
and technical ability of each industry to increase
recycling, as well as all actions that could be taken by
each industry, or by the Federal, State, or local government
to increase that industry‘s recycling of energy intensive
materials. The consultants who proposed draft targets were
required to consider economic constraints, but, largely
because of time constraints, did not fully consider proposed
Government policies to alleviate these constraints. Conse-
quently, in most cases, the targets were set at levels that
technically could be met relatively easily, especially if
existing public policies are changed. Except for the textiles
and parts of the rubber industries, economic conditions, rather
than available technology, limited anticipated recycling levels.

For example, A. D. Little found that the changing circum-
stances impacting on the steel industry are requiring many
firms to close antiquated open hearth furnaces and install
new electric or basic oxygen furnaces. Electric furnaces take
up to 100 percent scrap input but the basic oxygen furnaces
can use no more than an average of 28 percent scrap input
without using additional oil or gas. Technically, the furnaces
can handle a higher scrap input. This and other economic
considerations led in part to a target for the ferrous
industry of 41 percent, or only a 3-percent increase over
the 1976 rate of recovered materials (scrap) utilization.

Little consideration was given to such proposed Govern-
ment actions as tax incentives and scrap export controls
that could increase recycling. In fairness, consideration
of all such actions was not feasible, but even the recent
1979 Energy Tax Act, which may provide tax credits for re-
cycling egquipment, and forthcoming changes in freight
rates were not fully considered. After the targets were
established, DOE initiated a contract to examine a number
of potential Federal incentives to recycling and their im-
pact on recycling.
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Largely limited by defined economic constraints, the
contractors were obligated to propose 1987 targets that
were seen by many resource recovery advocates as too low.
The targets were set at levels below the rates in many
existing European countries and Japan, and, in some
cases, show little or no improvement from the base level
year. For example:

--~The aggregate paper and paper products target
set at 23 percent is the same as the 1977 rate.
This compares very unfavorably with several
European countries which already top 40 percent
according to a Congressional Research Service
briefing paper.

--The 1987 ferrous industry target (41 percent),
according to an Office of Technology Assessment
technical memorandum, 1/ may have already been
met in 1979 because of the increasing number of
electric arc furnaces and the use of continuous
casting, a process that reduces the amount of
home scrap and increases the demand for obsolete
scrap.

~-Targets for 4 of the 5 metal industry segments
show an increase of only 3 percent in 1987, while
4 of the 10 paper industry segments and 6 of 7
textile industry segments, stayed the same or
dropped from the base year rates. (See p. 45.)

Public comments received on the proposed targets were
mixed. On the one hand, industry, in general, was somewhat
satisfied with the exception of the paper industry. The
paper industry thought that no targets should be set for
paper because, in their opinion, an energy savings had not
been demonstrated. The Ferrous Scrap Consumers Coalition
testified that the target for ferrous metal recovery could
not be attained without export controls on ferrous scrap.
On the other hand, recycling advocates were very concerned.
For example:

--The Director and Executive Vice President of the
National Association of Recycling Associations, Inc.,
stated that the targets should be goals--"a mark to
shoot at." He stated that the supporting studies
were "too narrow" and limited to the state of the

1l/Benefits of Increased Use of Continuous Casting by the U.S.
Steel Industry, The Office of Technology Assessment, October
1979.
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art and existing political constraints. He also main-
tained that the intent of NECPA had not been carried
out .

--The President of the National Recycling Coalition, Inc.,
testified that the targets are too low, should be more
progressive, and should include year by year figures to
allow for periodic adjustments. He also stated that the
targets failed to include consideration of Government
actions to increase use of recovered materials.

-~A city official from Seattle's Recycling and Resource
Recovery Program urged that the targets for aluminum,
paper, and ferrous metal recovery be raised. He com-
mented that DOE is forecasting how much waste will be
recovered at current and forecasted conditions, when
the real problem is that the conditions should be changed
to increase demand for recovered materials.

-~The Executive Director of the Institute of Scrap Iron
and Steel testified that DOE failed to set a target
for the ferrous industry at a level that represents
the maximum feasible increase that could be achieved
by 1987. He also criticized several assumptions con-
cerning the use of scrap in the A, D, Little study
supporting the proposed targets.

In response to these comments, DOE maintained that the
proposed targets were set as required by law at levels that
could be expected to be reached given expected technical
and economic constraints. DOE saw little hard evidence sub-
mitted during the public comment period that warranted
changing the proposed targets.

Only in three cases were the levels revised. Two were
lowered and another category, construction paper, was separated
into two segments, construction paper and insulating and hard
pressed paper. The following table shows the proposed and
final targets and the recycling level during the base year.
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Recycling Industry Targets {(note a)

Reference year Proposed Final
actual recovered targets targets
material January 1, January 1,
Industry and subdivisions utilization 1987 1987
Metals and Metal Products (1976)
Ferrous 38 41 41
Aluminum 32 35 35
Copper 47 50 50
Lead 51 60 60
Zinc 33 36 36
Paper and Allied Products (1977)
Newsprint 14 18 18
Tissue 28 38 30
Printing and writing paper 7 6 6
Packaging and industrial paper 4 4 4
Unbleached kraft paperboard 4 19 10
Semichemical paperboard 26 26 26
Solid bleached paperboard - - -
Recycled paperboard b/108 b/108 b/108
Construction paper 55 ~ 55
Insulating and hard pressed 22 17
Textile Mill Products (1978)
Broad woven fabric mills, wool 13 13 13
Yarn mills, wool 13 13 13
Felt goods, except woven felt hat 59 80 80
Padding and upholstery filling 93 93 23
Nornwoven fabrics 17 15 15
Cordage and twine 22 22 22
All other textile mill products - - -
Rubber (1977)
Tires 2 5 5
Industrial products 3 5 5
Rubber footwear - 15 15
Tire retreading and repair shops 9 12 12

g/Expressed as a percentage of industry outrput.
Q/Recycled paperboard requires, on the average, 108 pournds of recycled

oaper to produce 100 pourds of paperboard. Hence, the target is
greater than 100 percent.
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The dispute between DOE and the recycling community seems
to be one of interpretation of the law. Critics of DOE believe
that the targets should be more goal oriented to provide
incentives to recycle. They cite NECPA that says that the
targets should be set at the level of maximum feasible increase.
DOE emphasizes that according to the law, the targets need to
consider what is technically and economically feasible. Many
recycling advocates believe that DOE's emphasis on what is
feasible under present conditions with little emphasis on
possible political or economic changes, resulted in targets
set at levels that could be expected to be met with little extra
effort on the part of industry.

Because political, economic, and technical change is
likely over the next 7 years, the targets may be rendered out
of date and/or easily met. For example, a technological
innovation in the textile industry allowing the introduction
of recycled fiber into guality clothing could render the
textile targets meaningless. Even if the targets could
encourage recycling (see p. 50), at their present level
they will hardly be an inducement to technical or policy
changes. :

INDUSTRY EVALUATIONS

The following sections briefly discuss the industry studies
and major factors influencing recycling within each industry.

The paper industry

The paper and allied products contract was awarded to
Resource Planning Associates. This firm subsequently awarded
a subcontract to Franklin Associates, Ltd., to provide technical
assistance and to prepare an energy analysis of virgin and
recycled paper production.

Although Franklin Associates was a subcontractor, its
input was limited to a review of the first draft. Upon
reviewing the draft report, they were concerned about the
limits of the prime contractor's economic analysis as well
as numerous factual errors. Theilr concerns were such that
they disassociated themselves from the paper study report.
Later, Franklin Associates acknowledged that the errors
were corrected in the final report.

The paper industry produces paper from virgin fiber
(wood) and secondary fiber (waste fiber). 1In 1977, 61.8 mil-
lion short tons of paper and allied products were manufactured
with virgin fiber and 14.3 million short tons (23 percent) with
secondary fiber. To facilitate the analysis of the industry, it
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was segmented by the 10 major grades of paper and paperboard.
All but one of these grades can be manufactured with at least
some secondary fiber.

Increases in secondary fiber use are largely limited by
levels of manufacturing capacity additions. Virgin fiber mills
are usually located near forest sources and use very different
equipment from secondary fiber mills. Therefore, it is not
usually economical to convert a virgin mill to a secondary
fiber mill even assuming secondary fiber is readily available.

Resource Planning Associates subsequently proposed only
small incremental changes in the recycling rates in most of
the paper industry segments. (See p. 45.) However, two of
the proposed paper targets--tissue and unbleached kraft
paperboard--were challenged by the paper industry as being
set too high. Tissue had been proposed at 38 percent use in
1987. DOE subsequently reduced the target to 30 percent
for 1987 based on limited high-grade secondary fiber avail-
ability. Unbleached kraft paperboard which used 4 percent
secondary fiber in 1977 was also reduced from a l19-percent
proposed target to a l0-percent target. DOE concluded that
unannounced plant additions would continue at the 1977
to 1981 announced rate, which would limit the target to
10 percent in 1987.

A controversy that surrounded the paper industry targets
centered on the correlation between energy requirements and
secondary use. Because virgin fiber mills produce up to
65 percent of their energy needs from tree and process wastes,
some industry sources maintained that an increased number of
secondary fiber mills would increase the use of fossil fuel.
Based on the available information DOE was unable to determine
conclusively whether use of recovered waste paper does or
does not save fossil fuel in every case. As mentioned on p. 42,
DOE now plans to award a contract to study this area.

The final aggregated paper industry targets showed that
18 million short tons of secondary fiber will be used annually
by 1987. Rather than an increase, this represents the same
23 percent industry-wide rate as in 1977. 1In contrast, the
European Economic Community meets 41 percent of their fiber
needs with waste paper. This is due in part to limited
virgin fiber, higher energy costs, transportation economics,
and a longer history of recycling.

Textiles
DOE awarded the textile industry contract to Booz-Allen

& Hamilton, Inc. Their report showed that the textiles
industry is decentralized with over 5,000 firms in the United
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States. The textile companies process natural and artificial
fibers into yarn and fabric. The industry is divided into

30 standard industrial codes that fall into two tiers. The
first tier produces high quality, fashion-oriented products and
the second produces such utility products as upholstery filling,
cordage, and twine. In 1978 the textile industry processed
15,610 million pounds of material, 85 percent of which was

high quality clothing material.

The primary constraint in the use of recovered material
in textiles is the quality requirement, especially in the first
tier products. For the foreseeable future, there are no tech-
nologies available to reduce yarn or fabric wastes to the fiber
form needed to produce first-tier products with acceptable
guality characteristics. Thus, Booz-Allen & Hamilton concluded
that only 6 of the 30 standard industrial classification codes
for textiles have any recycling potential through 1987. These
six textile categories represented only 9 percent of the
1978 textile production. In addition, targets for all but
one of the six remain constant or show a decrease through
1987.

The metals industries

A. D. Little, Inc., was awarded the metals contract, and
used DOE's recommended methodology to evaluate each of the
metals industries. Rather than devote equal emphasis to
the five major U.S. metals industries, A. D. Little concentrated
on the energy-intensive sectors. The proportionate total
energy consumption among the metals industries is as follows

--iron and steel (83 percent),

-—aluminum (11 percent),

-—-copper (3 percent),

--lead (1 percent), and

--zinc (1 percent).

Within each industry, there is generally a primary and
secondary segment classified according to raw material sources.
The primary metals industries are those that produce metals
mainly from virgin raw materials or ores. Secondary metals
industries, in contrast produce refined metals from scrap.
While primary and secondary metals industries' raw material

inputs differ, the products are usually perfect substitutes
for one another.
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In addressing the scrap supply aspects of recycling,
A. D. Little concluded that only the supply of obsolete
scrap varied significantly. (See p. 2.) The supply of
prompt scrap, being a function of production factors
in the metal-producing and metal fabrication industries,
could not be affected by changes in scrap prices, and,
in any event, is almost 100 percent recycled through
normal industry channels.

A. D. Little concluded that economic considerations,
including scrap availability and price, are the primary
determinates of recycling. For example, within the
ferrous industry the amount of recycling will be affected
by such factors as

--the future technological mix of steelmaking
capacity (see p. 51),

--the demand for domestic steel production, and

-~—the demand for scrap exports—--increased demand
for ferrous scrap by other coun